Poor sanitation practices pollute the environment and exact undue toll on health, productivity and human life, hence the increasing global call for the maintenance of acceptable sanitation standards in all communities. Although maintaining proper sanitation standards in any community is a function of several factors, the stakeholder participation dimension is one of the most critical. However, unlike the household stakeholders, the non-household stakeholder dimension has not received adequate attention in terms of studies regarding its role and participation in environmental sanitation management. Employing the qualitative design, this study examined the role and participation of key non-household stakeholders in sanitation management in the catchment area of Benya Lagoon, Ghana. Data were gathered from identifiable key non-household sanitation actors who were purposively selected from relevant government agencies, private sector organisations, communitybased organisations and opinion leaders and analysed thematically guided by the most significant stories technique. It became evident from the study that the non-household stakeholders were playing useful roles in sanitation management, but their participation and the level of interaction in the enterprise were too limited to enable them to make a substantial impact on improving sanitation in the area. Key non-household sanitation actors, spearheaded by the central government through the sector ministry and municipal authority, need to increase their participation in sanitation management and collaborate more intensively through higher order interactions to ensure the maintenance of acceptable sanitation standards for sustainable local level development and, by extension, national development.
INTRODUCTION
Environmental sanitation is an important development issue. Poor sanitation practices, particularly with respect to defecation and waste disposal, pollute the environment and exact undue toll on health, productivity, tourism and human life, hence the increasing global call on all countries to ensure improved sanitation in all communities. Improved sanitation is associated with multiple socio-economic benefits, including direct economic benefits of avoiding illnesses and indirect economic benefits such as a decrease in work days or hours lost to illness (Hutton et al. ; Pickering et al. ) . Additionally, while WHO () argues that poor sanitation is a major factor in several neglected tropical diseases, including intestinal worms, schistosomiasis and trachoma, analysis by Prüss-Ustün et al. () finds 432,000 diarrheal deaths attributable to inadequate sanitation in 2016.
Although efforts are being made to improve sanitation in most countries in the world, over two billion people of the world's population still lack access to improved sanitation (WHO/UNICEF ). The global acknowledgement of the importance of water and sanitation led to the inclusion of sanitation in the Sustainable Development Goals (SDGs) (UN ). Thus, Goal 6 of the SDGs seeks to improve access to water and sanitation for all by the year 2030 (UN ). This calls for effective sanitation management approaches in every country, but more so in the developing ones where the sanitation picture is worst.
In the view of Robinson () , proper environmental sanitation management (ESM) could be approached in different ways depending on the given circumstances. In this respect, Mazeau () continued that no matter the adopted approach, the role and participation of the key stakeholders are critical and that these stakeholders are expected to collaborate through effective interactions for best ESM outcomes. The argument espoused by Robinson () and Mazeau () embodies the participation theory's (Stoker ) premise that such stakeholders must collaborate effectively in order to achieve meaningful results. Although the stakeholders are many, the key ones, according to Ekong () , are the government and its agencies, the private sector including non-governmental organisations (NGOs), the community-based organisations (CBOs) and households.
It has been found that households as stakeholders, unlike the other stakeholders in ESM, have received considerable attention in terms of studies (Carrard et al. ; Abubakar ). Abubakar (), for instance, finds that many studies on sanitation have been done at the household level especially in the developing countries, including Ayee & Crook () have argued that the 'advocacy' literature on public-private partnerships emphasises the complementarities of interests, resources and efforts among relevant actors. Ayee and Crook's argument is underlain by systems theory's advocacy for a holistic approach to issues which, by extension, is applicable to the partnership between the household and non-household level actors for ESM. This suggests that the two categories of actors must complement each other for a holistic solution to the intractable sanitation challenge. However, the foregoing logic notwithstanding, studies on ESM have been skewed towards the household dimension, making the nonhousehold dimension seem peripheral. While it cannot be posited that the non-household stakeholder dimension has been totally neglected since, at least, mention is made of it in a considerable number of the household studies, it is argued that such references appear casual, marginal and inadequate for comprehensive analyses of non-household stakeholders' role and participation in the enterprise (Mensah & Enu-Kwesi ) . The non-household dimension appears not to have been singled out for major studies as its household counterpart has been and continues to be, and so information about the dimension is limited. Literature shows that studies on the non-household dimension of ESM have been subordinated to those of the households (Mensah & Enu-Kwesi ) .
This paper argues that the subordination of studies on the non-household sanitation stakeholders' role and participation in ESM to those of households relegates the non-household stakeholders to the background and potentially deprives policymakers, duty bearers and researchers of the opportunity to know much about the actual and potential contributions of the non-household stakeholders to ESM for meaningful decision-making and further research in that area. With this background, the relevant questions that need to be answered relate to these stakeholders' role in ESM; the extent of their participation in the enterprise; how they collaborate to address the sanitation challenge at the community and municipal level; their strengths that need to be built on, the opportunities that can be taken advantage of, as well as their weaknesses and threats that need to be addressed or minimised.
The non-household stakeholder dimension of ESM is worth studying because, like their household counterpart, these actors could play significant roles in ESM, which could inform research and policy. Besides, according to one of the poorest regions in the country. Though the area is poor, it has the potential to provide an escape route from poverty through tourism, fishing and salt mining activities but poor sanitation detracts from this opportunity (Mensah & Enu-Kwesi ) .
The importance of the catchment area of Benya Lagoon, particularly Elmina, the capital of the Municipality, is historical and socio-economic. Historically, it is a prominent tourist area of both national and international repute due to its special association with the colonisation of Africa and the infamous slave trade as well as the presence of an ancient castle and forts. The Elmina Castle in the area, for instance, is one of the few world heritage sites and, therefore, attracts both local and international tourists daily. On the local front, the area is one of the most important fishing areas in Ghana with arguably the biggest traditional fishing port. It also has small-scale salt mining firms, which, when developed, could reduce unemployment, improve livelihoods and contribute more meaningfully to Ghana's gross domestic product (GDP).
However, poor ESM practices in the area, resulting mainly from the poor stakeholder participation in ESM (Oduro ) , have pillaged the area of this opportunity, while the local residents continue to blame the increasing poverty on the lack of job avenues (Mensah & Enu-Kwesi ) . The need to examine the roles and participation of the actors and the dynamics that exist among them regarding their interaction and collaboration as partners for effective ESM cannot be underestimated. Given this background, the study examined the participation and role of the non-household stakeholders in terms of decisionmaking, engagement in sanitation-related activities such as law enforcement, education, providing and managing sanitation resources including logistics, personnel and funds; involvement in clean-up exercises, as well as interactions among the stakeholders in the performance of these roles. Additionally, it examined the strengths and weaknesses of the stakeholders' participation in sanitation management endeavours.
THEORETICAL UNDERPINNING
The study is underpinned by the theory of participation which, according to Stoker () , emphasises the idea of empowering stakeholders of a development endeavour to be actors rather than passive subjects in taking decisions, managing resources and undertaking other activities that improve the lives of the people. In Brydge's () view, effective participation can be examined within the context of Arnstein's () classification of citizens' participation, which describes a continuum of increasing stakeholder involvement from weak to strong forms of participation. It outlines eight levels of participation, namely manipulation, therapy, informing, consultation, placation, partnership, delegated power and citizen's control as shown in Figure 1 .
According to Skelcher () , the first two bottom rungs of the ladder, manipulation and therapy, describe virtually non-participation where power holders only educate or 'cure' the participants or citizens but do not give them the opportunity to participate in the planning and implementation of the development endeavour. Rungs 3, 4 and 5, that is, informing, consultation and placation, progress to levels of 'tokenism' that allow stakeholders to have a voice In this case, the government, for lack of interest or resources, expects the community itself to make the necessary improvements, usually with the assistance of an outside organisation such as the NGO. Diplomacy may take the form of consultation, but it is for tactical reasons. In this case, government officials pretend that they are seeking opinions of the people on the project, but there is no assurance that concerns and ideas from the community will be considered. In addition, data were collected through focus group discussions (FGDs) with CBOs, including town development committees, youth clubs and other opinion leaders, using FGD guides. All the enumerated stakeholders were purposively targeted because they were the key identifiable non-household actors in ESM at the municipal and community levels. Religious organisations (leaders), for instance, were included because in the Ghanaian local setting they command respect to a considerable level, which could be brought to bear on fruitful sanitation education to the congregation and even the general community residents.
Separate IDI and FGD guides were developed for each category of informants and discussion groups. The FGD and IDI guides covered questions on the non-household players' roles and participation in sanitation. Specifically, the questions were on sanitation issues concerning policy, education or sensitisation, infrastructure (logistics/ equipment), laws/by-laws, funding/financing, as well as participation in mutual or self-help clean-up exercises in the communities. Questions were also asked on the actors' capacities in terms of strengths and weaknesses, their opportunities and threats. The data collection instruments were reviewed and approved by research supervisors at the Institute for Development Studies of the University of Cape Coast before they were used for data collection.
Data collection and analysis took place between
December 2015 and February 2016. Data were collected by the lead researcher and two trained research assistants, each with a master's degree in qualitative research. For ethical reasons, informed consent was sought from every respondent after the purpose of the study had been explained to them and they had also been assured of confidentiality and anonymity. Those who could read and write signed informed consent forms to confirm their willingness to participate, while those who could neither read nor sign, thumb-printed for the same purpose. Each FGD consisted of between 8 and 12 males or females. They were not mixed because some women or men could not talk openly and frankly in the presence of the opposite sex.
The average durations for an FGD and IDI were an hour and twenty-seven minutes, respectively. Although the FGD participants answered the facilitators' questions individually, they were encouraged to talk and interact with each other in the course of the discussions. This technique was adopted in the belief that interactions among them would encourage respondents to explore and clarify individual and shared perspectives so that the most significant stories could be distilled.
Data were digitally recorded with the consent of the respondents and where permission for digital recording was not granted, copious notes were taken. Data saturation was reached after conducting six FGDs and 34 IDIs.
A review of documents was also carried out using the content analysis approach. Documents that were reviewed 
RESULTS AND DISCUSSIONS
This section is structured into four sub-sections. The first three sub-sections describe the roles and participation of government, private sector and CBOs as the identified key non-household stakeholders in ESM, while the last (fourth) sub-section is devoted to the interactions among these stakeholders for effective ESM. The other issue I will talk about is poor attitude of the people towards sanitation and the attitude of some of our staff towards work. Some of us are working as hard as we can but due to poor attitude of other staff and the community people, we are unable to achieve much and so our roles and active participation are not recognised.
Sometimes change of government also comes with its own political challenges which often draw the clock of progress back but we cannot complain…"
Concerning logistics, it was reported that the Assembly had one motor bike, 30 communal containers, one skip loader, three skip containers, three arm rock trucks and two waste trucks. It also had one compaction truck, a cesspool emptier and a tractor. The weakness, however, was that apart from being inadequate as reported by the informants, an inspection of the pieces of equipment showed that most of them were either in bad shape or were no longer functioning. It was reported that sometimes money to buy fuel for the vehicles was a huge challenge, let alone money for the repair of the broken down ones. This evidence was in conformity Sanitation education is important in keeping stakeholders updated on current trends in ESM (Mansuri & Rao ) . In interviews with Municipal Assembly staff on how the assembly was promoting sanitation through education, the following was revealed by an EHO:
"The EHOs go round to provide house-to-house education to the residents in the communities in the Municipality. What make our work difficult, however, are unavailability of education materials, lack of means of transport as well as computers to keep records of our activities and data for planning, and negative attitudes of the public to sanitation. We enforce the laws but influential people in society often step in to save people when they fall foul of the sanitation law and are being prosecuted or punished for their offences. We also need sponsorship to enable us educate the public on the local FM or radio stations and other information centres because we do not have money to do that."
While the above quote suggests that influential people prevent sanitation law enforcement agents from playing their role effectively in ESM, it also supports the finding by Adubofour () that the sanitation departments of the municipal assemblies in Ghana lack planning data. This is significant given the importance of data management in institutional effectiveness in contemporary governance; sanitation governance not being an exception. Another key point deduced from the quote relates to poor attitudes; however, while this is no less an important finding, it is an understatement to maintain that this point appears for obtaining building permits. In this connection, the building inspector must make sure that the building plan has a toilet facility before the Assembly approves it. The challenge, as deduced from the informant's report, was that some actors within the approval chain often failed to apply the laws. It was revealed that there were building inspectors who went round ostensibly to enforce the building regulations in the municipality. However, the informant reported that the professional and technical capacities of some of these officers were weak. Additionally, the building inspectors were reported to be prone to corruption as they Generation', was reported by some opinion leaders to be assisting to provide a communal toilet facility for the residents but due to politics, work on the project had stalled.
Although no significant NGO activity in ESM was reported in the other study communities, the main strength of NGOs as gleaned from the foregoing was that most of them had the expertise, logistics and funds for innovative sanitation management. The weakness was that they covered a limited number of communities and did not venture into the domain of sanitation law enforcement. In terms of opportunities, the NGOs had the potential to undertake research to pilot and nurture more innovative technologies as well as engage in policy dialogue and advocacy. They also had the opportunity to foster more collaboration with the other stakeholders, but what posed a threat to their activities was the lukewarm attitude of the general public and politics.
CBOs' role and participation in ESM
The CBOs that were identified as being involved in ESM in the study area included faith-based organisations (FBOs) or religious organisations, youth groups and traditional authorities. Most faith-based leaders who were interviewed confessed that, although their religious organisations occasionally talked about sanitation, they did not translate the preaching into action by doing enough in the communities to help improve sanitation. Only one religious leader (Moslem) in one of the communities indicated that, occasionally, they (Moslems in the community) donated logistics to the youth groups for communal labour, but admitted that, given the importance of sanitation, the members needed to do more in that direction.
The opinion leaders in all the study communities con- "The core mission of the church is to win souls and this is what we have traditionally concentrated on so far. We are aware cleanliness is next to godliness and we talk about this to the congregation. If you are talking about participation of our members in communal labour to clean the community, our members take part. They do that as community members but as a church we don't do it. We do not normally do clean-up exercise in the community as a church neither do we go out to sensitise the community on sanitation nor provide logistics for sanitation management. We do not consult and/or are not consulted by anyone on sanitation issues, whether on education, law enforcement or policy. There is very little interaction, if any at all, between the church and the traditional authority, the municipal authority nor the central government on sanitation matters but we agree that the FBOs could do better in this respect."
While not intended for direct comparison, it can be posited that this submission by the religious leader which was shared by most of the FBO leaders in the communities contrasts with Carter & Rwamwanja's () conclusion from their experience with Tearfund Partners in Burkina Faso, Madagascar and the Democratic Republic of Congo.
The conclusion was that some local churches took part in facilitating community-led endeavours including sanitation projects and so they (the churches) could be useful partners to local government and NGOs in sanitation management.
However, it is deducible from the current study that, although no policy in Ghana obliged them to participate in ESM, the FBOs could be useful in that regard, given their admission that they were not doing much but could be of help in that regard.
The next CBO whose role and participation in ESM was investigated was the traditional authorities. Kendie & Guri () found that in some communities in Ghana, traditional authorities wielded such a great influence that the implementation of any community development project that failed to recognise the presence, authority and role of these leaders stood a high risk of failing. It emerged from interviews with chiefs, queen-mothers (female chiefs) and other opinion leaders of the various study communities that the traditional authorities participated in ESM by mobilising the residents for communal labour. Actual activities that were undertaken during such mutual selfhelp sanitation exercises included cleaning a public toilet, refuse dumps as well as drains and gutters. One queenmother had this to say:
"Every first Tuesday of every month, we undertake communal labour in our community. All the public places of convenience are cleaned, choked gutters are desilted and drains are cleaned. We do this because we know that a dirty environment does not only attract diseases but is also an affront to the image and dignity of our community."
In fact, the traditional leaders in all the communities reported similar roles and participation of the community in ESM which were confirmed by almost all the other community level interviewees and discussants. In an FGD with a youth group in one of the communities, it was reported that the chief of the community who was a Sanitation Ambassador had been organising clean-up exercises on his birthdays to promote sanitation. The exercises had been receiving massive support from the youth, some traditional leaders and staff of Zoomlion. It can be argued from the support that the chief's initiative had been receiving from the people that a great deal could be achieved in improving sanitation if the government strengthened its partnership with the traditional authorities in this regard. It is recalled that, according to Arnstein's () and Choguill's () theories of participation, the partnership rung is often associated with meaningful results.
With respect to sanitation education, the traditional authorities were reported to be involved on a very limited scale and ad hoc basis. According to four opinion leaders, 'when there is an outbreak of sanitation associated disease such as Cholera, the chief and his elders collaborate with the Municipal Assembly for sensitisation on sanitation.
However, as soon as the problem is solved, the education stops completely'. This showed that the traditional authorities and the Municipal Assemblies were doing little to promote ESM on a constant or sustainable basis.
Concerning law enforcement, the traditional authorities' involvement was found to be limited as a chief reported, and which report was confirmed by the queen-mothers in separate interviews, that they were involved in very minor sanitation offences such as sanctioning people for not Led by their leader, the club members had been cleaning the community and sensitising people on sanitation through route marches, radio education and clean-up exercises.
However, the leader of the club reported that the public attitude towards the club was discouraging as some community members called the youth club members names, such as 'Tankass'that is, 'town council sanitary workers'and so some of the members had resigned. Besides, their role and participation in sanitation endeavours were constrained by logistics and funds as they had to pay for the radio programmes, but they did not have money for those services because the members were school children who were not working so they were unable to pay dues. They had appealed to the Municipal Assembly and the Member of Parliament of the area for assistance but to avail. It was discerned from the interviews and focus group discussion with the youth that the strength of the youth as sanitation promotion agents in the study area lay in their zeal to work. Like all the CBOs, another strength of theirs was their proximity to the community. Again, furthermore, apart from the fact that their roles were not clearly defined in the sanitation policy of Ghana, they also lacked adequate support in terms of funds and logistics. However, they had the opportunity to improve sanitation in their communities through advocacy and collaboration with NGOs, Zoomlion, the traditional and the Municipal Assembly. Their main threat was the uncooperative and lukewarm attitude of some community members and inadequate support from the Municipal authority.
STAKEHOLDERS' INTERACTIONS FOR IMPROVING ENVIRONMENTAL SANITATION
Fruitful interactions among stakeholders are important for the success of endeavours whose execution requires participation by different actors. ESM is one of such multistakeholder enterprises. It was learnt from a youth leader, a religious leader and a traditional chief through separate interviews that the government agencies, as represented in this study by MLGRD, EPA and the Municipal Assembly did not engage with the CBOs on a regular basis to discuss sanitation issues. According to these leaders, the Municipal Assembly's engagements with the CBOs were on ad hoc basis and occurred mostly in emergency cases such as when there was an outbreak of cholera. Even among the government agencies, such as MLGRD and the KEEA Municipal Assembly, it was discerned from separate interviews with the key informants from these outfits that the interactions among them were often the top-down flow.
The Municipal Assembly, for instance, reported having to succumb to the whims and caprices of the ruling government through the sector ministry. This finding was in contrast with the evidence from the review of documents that the District Environmental Sanitation Action Plans of the MMDAs were developed with the input from the local assemblies. In the Choguill () model, this can be put under the fourth rung down the ladderdissimulationwhere in order to achieve a semblance of participation, people are placed on rubber-stamp advisory positions just to engineer their support, but their participation is actually characterised by passive roles and often minimal results.
A Municipal Assembly staff noted that 'although some inputs are sometimes elicited from the relevant assembly staff for the development of district and national plans and policies, when it comes to implementation, dictatorship sets in, transparency and accountability suffer and corruption reigns'. It can be argued that just being consulted for inputs and being dictated to when it comes to implementation shows that participation is at the consultation level in terms of Arnstein's () ladder of participation.
Arnstein argues that the consultation level of the citizens' participation ladder demonstrates token participation, which can be described as a window dressing but not true participation.
The informant further had this to say about the Assembly's interaction with the government as far as sanitation management was concerned:
"We are not consulted on some critical issues that affect sanitation in this area. The laws are handed down to us to enforce without the corresponding required funds and logistics. There are a lot of things we cannot disclose to you about the attitude of the politicians and senior technocrats, most of whom yield to the dictates of their political and selfish interests. We deserve to be commended for our efforts in sanitation management given the attitude of the politicians, some senior technocrats and the general public, although we agree that a lot more needs to be done. I tell you, politicians and some It can be discerned from the quote that the stakeholders were not interacting well, or where there were interactions, they were either at the informative or consultative level as per the Arnstein's () and Choguill's () theories of participation. This implies that interactions among the sanitation actors were weak and needed to be strengthened to at least the partnership level in both Arnstein's and Choguill's hierarchies of participation, and eventually to the citizens control level (Arnstein ) and empowerment level (Choguill ) , which are theoretically associated with the most meaningful results.
CONCLUSION AND POLICY IMPLICATION
This study examined the role and participation of key nonhousehold stakeholders in ESM in the catchment area of Benya Lagoon in the KEEA Municipality of the Central Region of Ghana. The stakeholders concerned were categorised broadly into government, private sanitation sector and CBOs. The evidence showed that the government was responsible for the provision of legal and institutional frameworks as well as budgetary support for ESM. Though the government, through its agencies such as the MLGRD, EPA and the Municipal Assembly had provided the necessary frameworks in terms of policies, laws and by-laws, these existed largely on paper. There was little enforcement of the laws and policies, while the government's commitment to financial and logistical support for effective sanitation management was also low.
In the case of the private sector, there was limited NGOs presence as well as participation in ESM in the study area. Although the few NGOs were facilitating sanitation service delivery by providing some technical expertise, logistics and sensitisation programmes, the NGOs were not sufficiently engaged with the sanitation sector in the study area. Besides, the NGOs and the private sanitation company (Zoomlion Ghana Limited) had concentrated mainly on the hardware aspect of sanitation, with little attention to the software aspect, particularly with respect to regulation and sensitisation, in their respective sanitation management endeavours. They were also not doing much in terms of policy dialogues and introduction of innovative technologies in sanitation management. The CBOs were also playing a limited role in ESM. While the traditional authorities, assemblymen and youth had virtually limited themselves to the mobilisation of the residents for communal cleansing exercises, the faith-based FBOs organisations were doing close to nothing as far as sanitation was concerned. The FBOs neither participated meaningfully in sanitation policy dialogues, advocacy nor any other form of meaningful sanitation improvement projects. Furthermore, the roles of some non-household stakeholders such as youth, traditional leaders and religious organisations in ESM were not clearly defined in the sanitation policy of Ghana.
The stakeholders were virtually not interacting, or where there were interactions, they (the interactions) were either at the informative or consultative level as per the Ainstein's and Choguill's ladders of classification. This was not consistent with the theoretical best practices in sanitation management per the theory of participation, where stakeholders are expected to collaborate with one another through constant interactions and dialogue in order to offer hope of changing the status quo. The weak collaboration among them needed to be strengthened to, at least, the partnership level in order to achieve meaningful results in the ESM. In summary, the stakeholders were playing useful roles in sanitation management, but their participation in the enterprise was too limited to make a substantial impact on sustainable ESM for sustainable community development.
The implication is that the key sanitation actors, spearheaded by the central government through the sector ministry and the municipal authority, needed to increase their participation in sanitation management and collaborate more effectively through engagement in higher order interactions to ensure the maintenance of acceptable sanitation standards for sustainable community development.
In spite of their respective weaknesses, they have some strengths to be taken advantage of and potentials to be tapped for better ESM. The government should demonstrate more commitment to ESM by providing the needed funds and logistics in addition to the legal frameworks that had been provided and also ensure a sanitation management system where all stakeholders are actively involved and have their roles clearly defined to facilitate accountable participatory sanitation governance for more meaningful sanitation improvement outcomes. Further research is needed in the area of accountable sanitation governance with respect to the non-household stakeholders' participation in ESM.
